Abstract: Since the 2002 Barcelona summit, Germany has been seen as a regional leader in achieving European states' shared commitment to increase state-funded childcare. Yet Germany's childcare success has not been homogenous across its Länder; rather, it has shown remarkable subnational variation, with considerable differences in spending, policy design, and coverage. Using panel data analysis and historical narratives, this paper provides an explanation for variation in provision of state-financed childcare for children under three years of age. We argue that competing visions of childcare at the subnational level -driven by the demands of differing numbers of women in the workforce and religious beliefs, and channeled by local government partisanship -have served as powerful constraints on convergence. Left partisanship and increased participation of women in the labor force are associated with higher provision of under-three childcare, while larger Catholic populations are correlated with less extensive statefunded childcare. However, it sidelines the political conflict that may occur in the implementation phase at the subnational level, leaving the link between ideologically convergent issue adoption and observed policy outcomes underexamined. Its embrace of a "post-partisan" approach to policymaking obscures significant, value-driven political contestation that occurs, especially at the subnational level.
In recent years, family policies in advanced industrial economies have experienced dynamic change and growth. In contrast to well-established social policies such as pensions and unemployment, which have seen downscaling reforms across Europe, family polices have experienced a trajectory of expansion in the region. Among European countries, Germany, Netherlands and the UK have been particularly hailed as "path shifters," for "devoting considerably greater resources to childcare than in the past" (Morgan, 2013: 73) .
A growing body of literature has sought to explain the recent expansion of family policies (Williamson and Carnes 2013; Morgan 2013; Leitner 2010; Knijn and Saraceno 2010; Daly 2010; Mätzke 2010; Bonoli 2005; Henninger et al. 2008; Hantrais 1999) . One strand of this new work, which might be called the "partisan convergence" approach, argues that parties with divergent ideological orientations have adopted overlapping policy goals regarding non-staple issues -such as family policy -due to the emergence of an increasingly dealigned female vote (Morgan 2013) . This approach provides particular insight into national-level family polices.
However, it sidelines the political conflict that may occur in the implementation phase at the subnational level, leaving the link between ideologically convergent issue adoption and observed policy outcomes underexamined. Its embrace of a "post-partisan" approach to policymaking obscures significant, value-driven political contestation that occurs, especially at the subnational level.
This paper finds a social and political explanation for variation in the expansion of family policies across Germany's Länder -rooted in what we call "competing childcare visions" -despite that country's national level commitment to a systematic expansion of its childcare for children under three. By adopting a subnational focus, we control for differences in national level political and economic institutions, and are better able to detect the ongoing, value-led competition that happens within and between social actors and political parties. Further, by concentrating on under-three childcare policy, we isolate an outcome that has won increasing cross-partisan support at the federal level, but has been contested at the Länder level.
Germany provides an ideal test-case for examining subnational political constraints on policy implementation. Within Europe, it has attracted particular attention for undergoing a "paradigm shift" and a "real revolution" in its commitment to childcare; ambitiously, it now promises all "young children a right to a place in daycare by 2013" (Henninger et al., 2008; Wiliarty, 2010:180; Morgan, 2013) . However, even in this regional leader, progress toward meeting the national-level goals is remarkably uneven. The Eastern Länder currently reach twice the share of young children with their under-three childcare services as do the Western Länder.
In addition, wide variation characterizes the performance of Länder in both East and West. What explains these persistent differences?
We argue that the divergences in under-three daycare service availability across German Länder emerge from value-driven alliances promoting competing childcare visions, rooted in changing patterns of female labor force participation and religious-driven preferences regarding family life. These factors create and maintain significant divergences in policy implementation in spite of a federal commitment to universal provision of under-three childcare. We test these propositions on a dataset including all sixteen Länder over a period of seven years. We find that higher percentages of women in the workforce and lasting patterns of Social Democratic party control at the regional level bolster the level of daycare services, while large Catholic populations have a dampening effect on the extent to which these services are available.
The paper proceeds as follows: a first section provides background on childcare policy in Germany, highlighting the variation in levels of under-three daycare services provided across the German Länder. Next, we formulate a set of explanatory hypotheses that call attention to the political and social factors that shape competing visions of the family, and as a result, of childcare policy -most notably, the participation of women in the workforce, the influence of religious affiliation, and Land-level government partisanship. We submit our hypotheses to two sets of empirical tests. First, a quantitative analysis examines the determinants of under-three childcare services from 2005 to 2011 across all the Länder using the Betreuungsquote (attendance rate) indicator as a dependent variable. Second, a series of four historical narratives examines the pathways through which political contestation has produced the diverse outcomes observed at the Land level. Finally, we conclude by suggesting implications of the analysis for future study of childcare policy in Germany and the study of the welfare state more generally.
Background: Under-three Childcare in Germany
In 2002, at the Barcelona summit, the European member states agreed to harmonize childcare services to a coverage target of 33% of the population of children under three (European Council 2002) . Two years later, in 2004, the Red-Green dominated Bundestag adopted this goal for Germany, mandating the expansion of childcare services to 35% by the year 2013 (Statistisches Bundesamt, 2006: 3) . Under the Christian-Democratic led coalition government, at the first "under-three childcare summit", in 2007, the Bund, Länder and local authorities reaffirmed their commitment to the 35% target (subsequently raised to 39%) (Statistisches Bundesamt, 2012: 5 ).
Germany's efforts built on two decades of institutional harmonization, a process which included the integration of East German institutions into their West German counterparts. Länder autonomy was limited by design, with each Land being expected to implement federal laws.
Nevertheless, each Land was left free to provide additional funding and legislation beyond federal provisions. Financing responsibility was divided between the Bund, the Länder and the local administration.
Despite these efforts toward institutional harmonization and the adoption of a shared policy target, considerable regional differences in policy implementation persist. The Eastern Länder, with their legacy of Communist social policy institutions, far exceed their Western counterparts in the provision of under-three childcare services (see Table 1 Similarly, among the Eastern Länder, at the end of 2011, the difference between the highest and the lowest providers of under-three daycare services amounted to 14.9 percentage points (Statistishes Bundesamt, 2012) .
Overall, there is a trend of persisting differences among Länder, despite an all-around movement toward expansion. Länder providing higher levels of childcare services tend to remain generous providers, while Länder offering lower levels of availability tend to remain relative laggards. Because it started at the lowest levels, the West has grown most quickly, but it has never caught up with East.
[ We argue that persistent differences in under-three daycare services across German
Länder are the product of two competing "childcare visions" which shape the policies advanced by major political parties: one which emphasizes at-home care and another that favors institutional care. As a result, partisan convergence observed at the national level is constrained by political coalitions advancing distinct childcare visions at the subnational level.
These coalitions can be traced to the significant changes in patterns of work and "ideals of care" within the family that have occurred in advanced industrial economies in recent decades (Kremer 2007) . Historically in Germany, a "traditional" model of a "homemaker mother" predominated (Hochschild 1995: 332) , favoring stay-at-home care by the female. But as "increasing numbers of women [have been] entering the labor market," there has been a concomitant "erosion of the male breadwinner model" that underwrote the traditional mode of childcare (Lewis 2001:153) , introducing new pressures for policy change. Thus, a new vision of "modern" childcare, which looks to state-run or private institutions to provide either full-time or part-time care of the young, has received increasing attention and support (Hochschild 1995: 332) .
Consequently, we trace the demand for under-three childcare in Germany to a demographic factor: the rise of women's participation in the workforce. As women go out into the workforce, their need for daycare services outside the home is likely to increase, and we therefore hypothesize that they will subsequently make demands for state supported childcare.
These demands may be articulated through voting choices, through civil society organizations, or through campaigns that raise awareness and promote working women's vision. In international comparisons of welfare states, female labor force participation has been associated with an expansion of social spending Stephens, 2000, 2001) . Moreover, in work on childcare, "modern" childcare arrangements have been shown to be more common where "the economy is dependent on female labor" and where interest groups -often made up of womenare "stronger and more coordinated" (Hochschild, 1995, 342) . Indeed, in the West German context, as women increase their weekly working time, children are more likely to attend institutional care (Spiess et al., 2002; Coneus et al., 2007) . However, the entry of women into the workforce does not happen in a vacuum. Rather, it occurs in the context of existing cultural and ideological values. Among these influences, religion is a particularly important source of values and norms shaping family life; churches frequently act as societal veto players, heavily constraining policy development (Fink 2009 ).
Further, cross-national research indicates that "conservative religious figures and right wing politicians" have been the main advocates of the "traditional" model of childcare (Hochschild 1995: 338) . Thus, while the modern vision of childcare has been embraced by many women as they enter the workforce, it has been challenged by the traditional vision, as nurtured by individual religious commitments and collective activity by churches and their leaders. Indeed, in Germany, the Catholic Church has opposed the expansion of childcare services (Hageman 2006), giving preferential support to home-based childcare for children under three. 4 As Catholic voters in Germany tend to be quite motivated by their faith (Bertelsmann Stiftung 2008: 9-10), we hypothesize that where they predominate, the "traditional" view is likely to retain prominence, and may inhibit the adoption of institutionalized under-three childcare.
Finally, political parties play a crucial role in channeling both of these visions of childcare into the design and implementation of policy. Parties respond to new social patterns, such as the demographic rise of female employment, but they also have a strong affinity for their historical bases and ideological programs (Bonoli 2005 (Bonoli , 2001 Häusermann 2006; EspingAndersen 1999a, b; Kitschelt 1994; Stephens 2001, 2012; Williamson and Carnes 2013) . In particular, leftist parties have long been associated with the expansion of social welfare spending and services, and conservative parties have tended to resist such expansion. Previous work has emphasized how left parties favor the ideal of individual independence in society, and thus they pursue expansive state-provided social services, especially those that free parents (and women, specifically) to engage in the labor market. They seek childcare policy that will "preemptively socialize the costs of familyhood" (Esping-Andersen, 1990:28) . Huber and Stephens (2001) argue that this effect is most pronounced when Leftist parties govern for sustained periods of time.
Literature specific to Germany has emphasized the role played by partisanship in shaping social policy outcomes, such as education, parental leave and childcare policy (Leitner, 2010; Turner, 2011) . Over the last decade, Social Democrats (SPD) have consistently called for expansion of under-three childcare services, while Christian Democrats (CDU) have generally favored policies that would support mothers who wish to stay at home with their young children.
Nevertheless, due to electoral competition, the German political landscape at the federal level has undergone change in recent years, with traditional parties from the right "stealing"
policies from their leftist competitors (Morgan 2013) . In particular, the Christian Democrats have increasingly accepted some role for state-provided childcare centers. But at the Land level, they have sought to slow expansion of childcare services, especially in cases where they assumed power from Social Democrats (Turner 2011) . Thus, we hypothesize that differences in childcare visions may remain more salient at the Land level, such that government by parties on the Left increases the likelihood of greater expansion of under-three childcare.
In short, then, our account emphasizes how (a) demographic changes may raise demand for under-three childcare, (b) religious convictions can shape or inhibit institutionalized childcare expansion, and (c) partisan leadership from the left, especially over a longer time period, may increase the likelihood of under-three childcare expansion.
Empirical analysis
We present two econometric models to test the hypothesized relationships between the variation in levels of childcare services and the demographic and political variables discussed above. This analysis requires us to simplify complex causal processes into single measures for each variable, so we subsequently provide four illustrative case narratives to better show the role played by hypothesized causal factors in particular Länder.
Dependent variable

Percentage of children under three enrolled in daycare services
The "Betreuungsquote" is a commonly used measure for the provision of publicly funded daycare services. Since 2006, the measurement is collected annually by the statistical offices of the Länder and published by the German Federal Statistical Office. The indicator calculates the percentage of children enrolled in daycare services in the general population of children under three in every Land.
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Daycare services in Germany are offered by both public and nonpublic providers, in a proportion of roughly one-third to two-thirds, respectively. This division of administrative competencies, however, belies a much more unified funding structure. Nonpublic providerswhich include religious and welfare organizations, unions and parents' associations -receive public financing of up to 90% percent of their incurred costs. In addition, while public funding for private, commercial providers is not anchored in federal law, Länder have the legal right to offer subsidies to them. Currently, six Länder have such additional financing provisions in place. 6 Still, this private for-profit sector is very small. The Betreuungsquote indicator covers all these categories of providers, and thus makes a very good indicator of both coverage and public spending on childcare services.
Independent Variables
Female Labor Participation
This variable measures the percentage of females between 15 and 65 years of age who are engaged in the labor market out of the entire population of a Land. It includes full-time and part-time employees and women undergoing apprenticeships, as well as those actively looking for employment (German Federal Statistical Office).
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A complication in using female labor participation as a predictor of levels of provision of daycare services is the possible feedback effect between the availability of daycare services outside the home and the incentive to go out into the workforce. To mitigate this concern, we lag the variable by one year, and we present our results regarding this variable with caution.
Religious affiliation
This variable measures the percentage of Catholic Church members in the population by Land. The data was drawn from the Kirchenmitglieder publication series of the Evangelical
Church of Germany and corroborated with data received from the German Bishops' Conference.
Left parties' control of the Landtag
The data for this variable was drawn from the website http://www.wahlen-in- We begin the year count in 1991, the first year after the reunification.
Control Variables
The Cold-War Legacy
Due to the historical legacy of Germany's division during the Cold War, the levels of daycare services coverage differ markedly between the Länder of the two former German states.
To account for these structural differences and distinguish them from the effect of the variables presented here, we include a variable that specifies the geographic location of the Länder within either the former German Democratic Republic (East Germany) or Federal Republic of Germany (West Germany). We code the variable as a binary variable, setting the value to one to represent a Land that was a part of the former FRG and zero otherwise.
Latent Demand
The size of the cohort of children under three provides a measure of the latent demand for expansion of childcare services. Accordingly, we control for the under-three population, by year, in each Land (logged to avoid distortions driven by the significant range in values). We draw the data from the Kindertagesbetreuung regional publication series of the Federal German Statistical
Office.
Economic development
The size of a Land's economy can have a significant impact on decisions regarding financing an expansion of daycare services. We therefore also include a variable representing the gross state product per capita generated by each Land for each year under analysis. The variable is logged, following conventions in the literature. The data was collected from the 2010/2011 edition of the Volkswirtschftliche Gesamtrechnungen der Länder publication of the Statistical
Office of the Länder.
Estimation technique
The analysis is based on a strongly balanced panel with 112 Land-year observations and 7 panels. We have opted for an OLS regression for cross-sectional time series with clustered robust standard errors. Based on a diagnostic Hausman test, we also specify the model to control for time-invariant, Land-specific effects.
Results
We present two econometric models to examine the relationship between the variation in levels of daycare services for children under three across German Länder and percentage of women in the workforce, the size of the Catholic population, and Social Democratic Party control. Model 1 presents our model using fixed effects. All three of our main independent variables show statistically significant results in the hypothesized directions. Greater proportions of working women are correlated with higher levels of daycare services, while larger populations of Catholics are correlated with lower levels of daycare services for children under three. Greater left parties' dominance is also correlated with higher levels of availability of daycare services.
Among the control variables, the size of the population aged under three and the revenue per capita do not exhibit statistically significant effects. [ 
Robustness Checks
In the models above, we code left parties' control using a cumulative count of the number of years in which these parties have been in power since reunification in 1991. This follows Huber and Stephens (2001) who emphasize that longer-governing parties have greater opportunity to enact their preferred policies and to establish a 'well-oiled' bureaucratic machine for delivering those policies. However, it is possible that our coding artificially inflates the importance of left parties' influence by including party control prior to the 2005-2011 period. As robustness checks, we conduct two additional sets of analyses using alternative codings of the left parties' variable; the results are presented in Table 3 .
Model 3 and 4 employ a measure of left parties' control that counts cumulative years of power only from 2005 to 2011. As can be seen, the results in Model 3, which employs fixedeffects, are unchanged. However, in Model 4, which includes the East-West variable, the left parties' variable loses significance, indicating that longevity and legacy matter in producing higher levels of childcare services; shorter-lived and more recent governments from the left have less effect than their long-standing peers. The Catholic variable also loses significance, but again this seems to be driven by the geographic concentration of Catholics in the West.
Up to this point, the cumulative measures observed the relationship between the total number of years for which left-parties had governed up to year t and the level of under-three care in year t. Models 5 and 6 code left-parties control in a binary fashion, with a value of one assigned in years when left parties are in power in a particular Land. This allows us to see the contemporaneous relationship between left-parties control in year t and the level of children in under 3 daycare in year t. Models 5 and 6 find further support for our findings about partisanship, even in this contemporaneous framework, while the percentage Catholics variable again loses significance once the geographic control is introduced.
[ 
Qualitative evidence
To better understand the dynamics behind the relationships detected in the quantitative models, we turn to historical analyses of four Länder. These schematic case studies allow us to observe factors that do not lend themselves to quantification -such as the activity of women's organizations, statements by local church leaders, and the positions of political parties at the Land level -and better discern the hypothesized causal processes at work.
Our four cases have been chosen for their variation on two of our main hypotheses: levels of women's participation in the workforce and the duration that left parties have been in power.
Secondarily, we chose representative Länder from both the former East and West Germany. We have restricted our cases to non city-states to ensure similarity in institutional structures. Table 4 below presents the four cases selected for analysis, and Figure 1 Finally, Saarland exhibits low values on both our independent variables of interest. These last two Länder are drawn from the former West Germany.
[ Prior to examining the cases, we present key elements of the national-level party platforms of the SPD and CDU, to lay out the differences in their conception of the family and their preferred childcare policy options.
Since 1989, the Social Democratic Party's platforms have emphasized the party's commitment to expanding childcare in the mold of the "modern" vision, calling "Kindergarten schools and all day schools … the prerequisites which make work and family compatible for women and men" (21). The 2007 platform went even further, stating that "The state has to make sure that … every person has the right to claim an educational path free of charge from crèche and kindergarten through to university" (35). 8 The SPD thus articulates demands for childcare policy that is feeless for parents, publicly subsidized from birth, delivered in the context of formal institutions, and extensively available rather than on the basis of need. 
Long standing center-right influence in the East: Sachsen's restrained expansion
Sachsen, another former Eastern Land, boasts the second highest rate of female labor participation in the country, and has among the smallest Catholic populations in the country;
politically, it has been under Christian Democratic leadership since the reunification. According to our theory, this makes it ripe for calls for childcare expansion, yet perhaps more constrained in its legislative activity due to the CDU's traditional preference for in-home childcare. In sum, Sachsen's CDU dominance meant that state-provided childcare coverage was limited, the lowest among the Eastern Länder in 2005. Subsequent calls from working women for daycare expansion produced significant gains -the most rapid in the East, at a 39 percent increase -but by 2011 Sachsen still remained the second lowest provider of daycare services for children in the former Eastern Länder.
Religious influence vs. strong Left partisan control of the Landtag: Rheinland-Pfalz as a rapid expander and regional leader
Rheinland-Pfalz, in the West, has a moderate rate of female labor participation and the country's third highest Catholic population. Further, it is one of the most left-dominated states in Germany, having been controlled by an SPD-led social liberal coalition until 2006, and then experiencing an SPD absolute majority and a subsequent Red-Green coalition led by the SPD.
As a result, the Land presents less favorable demographic and cultural influences on its family policies, but strong partisan leadership in favor of childcare expansion.
The working women of Rheinland-Pfalz have shown strong support for the expansion of In sum, Saarland's CDU dominance, low levels of women in the workforce, and high number of Catholics, presented a highly unlikely environment for significant expansion of underthree care. Coverage did grow between 2005 and 2011 -at the relatively high rates that would be expected of the late-starting Western Länder -but Saarland saw the second slowest expansion in the West, and remained one of the three lowest childcare providers in the country.
Summary
The historical analysis above shows that government partisanship is highly important in shaping under-three childcare coverage, either lending pivotal support to demands expressed by working women or acting against them. When in power, leftist parties proposed, introduced, and enacted policies that promoted the expansion of under-three daycare services. In turn, those from the right slowed such expansion. Länder under legislative control of parties of the left moved toward increasing Land-level support for institutional daycare services for children under three, as well as toward the reduction of parental contributions for these services. 10 Conversely, weak patterns of control of the state legislature by the left parties, coupled with low proportions of working women, led to the strongest dampening effect on the availability of these services.
These effects were further accentuated by the pressures exercised by large Catholic populations.
Conclusion
This paper has provided a political and social explanation for advances -and in turn persistent differences -in levels of daycare services for children under three across Germany.
We have provided evidence that variation in childcare provision across the German Länder is the result of competing visions of the family held by political parties, working women and religious segments of the population at the subnational level. These political and social actors' alignment along a divide between modern and traditional, family-centric values shapes the divergence in policy outcomes, in spite of the partisan convergence of positions on service expansion at the federal level.
The evidence presented here suggests that European-level and federal-level policy makers face an uphill battle in their efforts to raise and harmonize childcare provision. Social actors and parties continue to assert divergent policy preferences and channel their competing values in society, especially at the local level. As the results of our analysis show, rather than imposing a uniform trend toward upward convergence in spending levels on under-three childcare services, the federal structure of the German state opened up the space for partisan differences. This party-driven variation is most visibly manifest in a cross-sectional overview of daycare services availability levels across Germany, but it is also discernible in the diverging rates of expansion over the period. Our subnational analysis thus highlights that even though parties have begun to converge in their views on childcare policy at the national level, their remaining differences in preferences over policy design have important effects at the local, Land level.
Our analysis also highlights the role of working women in shaping this area of childcare policy. Higher percentages of working women are associated with higher levels of daycare services. As women enter the workforce at all levels in growing numbers, relegating traditional images of working mothers as "Rabenmütter" to the past, their demands for "modern" daycare are likely to become stronger and more specific to their employment situation. 
